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INTRODUCTION 


1. Objectives 


The determination to develop and maintain a national system of 
radio and television broadcasting in Canada is an essential part of the 
continuing resolve for Canadian identity and Canadian unity. In this 
respect the situation in 1966 is no different from that at any other point 
in our history. Almost forty years ago the Royal Commission headed 
by Sir John Aird found unanimity in Canada on one fundamental 
question—Canadian radio listeners wanted Canadian broadcasting. 
This strong mandate did not arise from any narrow nationalism that 
sought to shut out the rest of the world or, more appropriately, the 
rest of our continent, but rather from a clear conviction that the destiny 
of Canada depended on our ability and willingness to control and 
utilize our own internal communications for Canadian purposes. 


What policies are therefore appropriate in a Canada that shares the 
common lot of all technologically advanced countries in the electronic 
age? The speed of personal movement has been far outstripped by the 
speed with which ideas and information of all kinds can now be trans- 
mitted over long distances and can reach into the homes and minds of 
the population at large. There is no insulation from these new forces, 
no iron curtains of the mind to permit a comfortably slow pace of 
adjustment to new forces. The era of the communications satellites is 
upon us, still further complicating the processes of adaptation which 
the essential goal of Canadian unity will demand. 

Any statement of policy relating to broadcasting in Canada therefore 
starkly poses this question. How can the people of Canada retain a 
degree of collective control over the new techniques of electronic 
communication that will be sufficient to preserve and strengthen the 
political, social and economic fabric of Canada, which remains the 
most important objective of public policy? 
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2. The Advisory Committee 


The report of the Advisory Committee on Broadcasting was submitted 
to the Government and published early in September, 1965, after some 
fifteen months of intensive study of the complex problems peculiar to 
Canadian broadcasting. Its far-reaching recommendations gave rise to 
an extraordinary volume of public comment and debate to which the 
Government has given careful attention, with special regard to the ex- 
pressed opinions of the Canadian public at large. The Government has 
also received and given careful consideration to representations from 
the Board of Broadcast Governors, the Canadian Broadcasting Corpo- 
ration, the Canadian Association of Broadcasters, the Canadian Broad- 
casting League, and other interested organizations. 


Following these deliberations, the Government has concluded that 
the comments and criticisms made by the Advisory Committee within 
its terms of reference are in many respects soundly based and generally 
valid, and that many of its recommendations should be implemented 
as soon as possible, in effect but not necessarily in every detail. The 
Government accordingly proposes to introduce new legislation on 
the general lines set out herein. 


II 


PUBLIC CONTROL OF BROADCASTING 


3. General Principles 


Television channels and radio frequencies, the number of which 
is at present limited, are public property over which the public is en- 
titled to exercise appropriate control, primarily by issuing broadcasting 
licences subject to special and enforceable conditions. Past experience 
has clearly demonstrated the necessity in Canada for a broadcasting 
system that includes public and private elements, in which the place 
of the public element should predominate in policy areas where a choice 
between the two is involved. Subject only to regulations applicable to 
all broadcasters and the conditions of individual licences, the right to 
freedom of expression should be unquestioned, but all broadcasters 
have a responsibility for the public effects of the powerful and per- 
vasive influence which they exercise. 

Much of the controversy about public control of broadcasting seems 
to arise from a failure to distinguish clearly between two quite separate 
elements—the physical structure of the system and the actual programs 
broadcast—which can and should be differently treated. It is almost 
universally recognized that the regulation of programming must be 
entirely and demonstrably free from improper influences and pressures, 
and can therefore best be delegated to an independently constituted 
authority which is not subject to any form of direction in that regard. 
But, since the coverage of the national broadcasting service must be 
provided by the public element, which is dependent on funds voted 
by Parliament, the physical structure of the system as a whole is a 
matter for the Government, which is responsible to Parliament, to 
decide. 

Fears of hidden influences on program content have tended to obscure 
this legitimate right to direct the structure of the broadcasting system. 
These fears can best be dispelled by providing statutory machinery 
which distinguishes clearly between the total delegation of authority 
over programming on the one hand, and ultimate authority over the 
structure of the system on the other. 


In the new legislation, Parliament will therefore be asked to authorize 
the Governor in Council to give formal directions to the regulatory 
authority, dealing with the structure of the system, which may then be 
put into effect after suitable public discussion. Matters affecting pro- 
eramming will not be subject to such directions, the scope of which is 
more fully described below. 


4. The Regulatory Authority 


The Canadian broadcasting system, comprising public and private 
sectors, must be regarded as a single system which should be regulated 
and controlled by a single independent authority. It is therefore proposed 
that the powers and authority of the Board of Broadcast Governors, 
which require extension and clarification, shall be applicable to all 
broadcasters alike, and that the Board itself shall be reconstituted. The 
Government does not concur in the recommendation of the Advisory 
Committee that the regulatory authority should be responsible for the 
management of the Canadian Broadcasting Corporation. However, 
the legislation will make it clear that the Corporation will be subject 
to the regulatory powers of the Board of Broadcast Governors in all 
matters affecting general broadcasting policy in Canada. 

The Board of Broadcast Governors will have full power to issue 
broadcasting licences, subject only to technical evaluation and certifi- 
cation by the Department of Transport and to any formal direction that 
may have been issued under the new Act relating to the structure of the 
system. Licences will be issued on the authority of the Board itself, 
without reference, as at present, to the Governor in Council, but provi- 
sion will be made for formal appeals to be made to the Governor in 
Council against the decisions of the Board in the exercise of this power. 
The necessary amendments to the Radio Act will be submitted to Parlia- 
-ment simultaneously with the new broadcasting legislation. 

The Board will also have full power to regulate the constitution of 
and conditions of affiliation to all television and radio networks, both 
public and private. 

The Board will be required to undertake, in collaboration with the 
Canadian Broadcasting Corporation, objective research into all matters 
bearing upon broadcasting in Canada. The need to keep abreast of the 
pace of technological change is quite apparent. It is also generally 
agreed that far too little is known about the specific effects on the 
public of new forms of communication, or about the views held by 
Canadians as to the objectives of public broadcasting. 


The Board will be asked to consider the feasibility and desirability 
of setting up regional broadcasting councils to advise upon representa- 
tions made by the general public with regard to programming. 

The extended powers and responsibilities of the Board will, in the 
opinion of the Government, require the attention of more full-time 
members than at present, but there should continue to be a number 
of part-time members sufficient to provide a broad cross-section of 
Canadian opinion. The authority of the Board will reside in the full-time 
members, but there will be an obligation to consult the whole Board 
before decisions are taken on matters of regulatory policy. 

It is accordingly proposed that the Board shall comprise a Chairman, 
a Vice-Chairman, and three other full-time members, together with 
up to seven part-time members, all to be appointed by the Governor 
in Council. Normal terms of appointment will be seven years for the 
full-time members and five years for the part-time members, but in both 
cases the terms of initial appointments will be adjusted so as to ensure 
a rotation of new appointments. 


5. The Structure of the Broadcasting System 


In ordinary circumstances, the Board of Broadcast Governors will 
have the unqualified right, subject to technical certification by the 
Department of Transport, to select one from a number of applicants 
for a broadcasting licence, and to issue and renew licences on a basis 
of merit. But, as noted, authority will rest with the Governor in Council 
to give formal directions to the Board on the overall pattern of coverage 
to be followed; on the reservation of particular channels and frequencies 
for the use of the Canadian Broadcasting Corporation; on the assignment 
of particular channels and frequencies for special purposes; on the 
eligibility of certain classes of applicants for licences; and on the 
pre-emption of broadcast time for special purposes or in an emergency. 

All Canadians are entitled, subject only to practical considerations 
in the expenditure of public funds, to service in the Canadian official 
language that they habitually use. The Government intends to give 
the highest possible priority to the extension of radio and television 
coverage on this basis. Parliament will be asked to provide funds so 
that the Canadian Broadcasting Corporation can complete coverage, 
to the fullest extent that is feasible, with all possible speed. 

The time has also come to consider full national network services 
in both official languages from coast to coast, and a detailed study of all 
aspects of this question will be undertaken forthwith. 


Although prime coverage must have first priority, alternative tele- 
vision service is an amenity now regarded almost as a necessity of life, 
which is already available to some 75-80% of Canadian television 
households. The Government has advised the Board of Broadcast 
Governors that, pending the enactment of new legislation, it is now 
prepared to consider issuing second-station television licences on the 
recommendation of the Board, subject to the reservation for the use of 
the Canadian Broadcasting Corporation of channels in Victoria, B.C.; 
Saskatoon, Sask.; Sudbury, Ont.; and the Saint John-Fredericton area 
in New Brunswick. The provision of television service by the Canadian 
Broadcasting Corporation in these reserved locations will be inaugurated, 
by means of repeater stations at first, as funds permit. The effect of this 
decision will be to permit the Board to consider applications by private 
affiliates of the Canadian Broadcasting Corporation who may wish 
to disaffiliate and join the CTV network. 

In recommending the issue of a second-station licence before the 
enactment of new legislation, the Board of Broadcast Governors will 
be required to satisfy the Government that the advertising revenue of 
a new station will be adequate to support a proper level of public-service 
programming. 


6. New Television Channels 


The television channels now in regular use in Canada all lie within 
what is known as the very-high-frequency band (VHF). The number 
of these channels is limited, and most have already been assigned. 
Those that remain are too few to meet current and impending require- 
ments for educational television stations and other special needs. For 
these purposes it will be necessary to make use of the additional channels 
available in the ultra-high-frequency band (UHF), which requires 
-special transmitting and receiving equipment, and which is not yet in 
regular use. The Department of Transport was accordingly directed 
some time ago to study in detail and make recommendations, in 
collaboration with the Board of Broadcast Governors, on the pattern of 
assignment of ultra-high-frequency television channels to the public 
and private sectors, and for educational and other special uses. 


7. Programming 


Clearly there must be regulations, applicable to all broadcasters alike, 
establishing general standards of public acceptability and governing 
such matters as the length, frequency and nature of advertising an- 
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nouncements, but this is hardly enough. While the Canadian Broadcast- 
ing Corporation has a special place in the field of public-service 
programming, private broadcasters also have a positive responsibility 
to contribute to a wide range of audience choice, to meet certain 
standards of public service, and to achieve the highest quality of pro- 
gramming they can reasonably afford. This the Canadian people are 
fully entitled to demand in return for the grant of a valuable franchise. 
But standards of quality and public service should not be formulated 
on a universally applicable basis. Private broadcasters operating in the 
larger and more profitable markets can afford to provide a greater 
variety and higher quality of programming than those in less favoured 
areas, and it is therefore logical to relate regulatory requirements to the 
profit-potential of individual licences. 

In programming, high quality is more a matter of general excellence 
than of mere content. So called “high-brow” programs can be artistically 
or technically poor, while light entertainment can be excellent. High 
quality does not necessarily flow from high cost, and standards of 
quality cannot readily be made a condition of a licence. However, 
judgments about quality can quite legitimately be made in retrospect 
on the basis of actual observed performance, and should carry a great 
deal of weight when an application for the renewal of a licence is being 
considered. 

Other important requirements of public policy can be measured in 
terms of time and money. In particular, the employment of Canadian 
talent of all kinds is something that public policy should require by 
demanding that all broadcasters include a substantial Canadian content 
in their programming, particularly in prime time. Events of national 
interest which originate abroad are important as public-service pro- 
gramming, but do not contribute to the utilization of Canadian talent 
and should not qualify as Canadian content. 

Accordingly the new legislation will provide that minimum standards 
of public-service programming and Canadian content shall be deter- 
mined by the Board of Broadcast Governors on an individual basis, 
taking account of the circumstances of the licensee or of groups of 
licensees, including the Canadian Broadcasting Corporation. These 
minimum standards will be incorporated into the conditions of the 
licence so as to be legally enforceable. 

Thus, in future, a broadcasting licence will be granted after a public 
hearing and subject to technical certification, to the applicant who 
undertakes, as a condition of his licence, to comply with generally 
applicable regulations on program quality and advertising, and to 
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provide the best texture of public-service programming and Canadian 
content. The renewal of an existing licence will be subject to the same 
considerations, and the past performance of the licensee will be taken 
fully into account. The Board will not, however, be empowered to give 
directions, other than by generally applicable regulations or in the 
conditions of a licence, to any broadcaster in respect of specific 
programs. 


8. Ownership of Canadian Facilities 


Another important aspect of licensing policy in the field of radio and 
television which requires attention is the ownership of broadcasting 
facilities. It has always been recognized that the control of Canadian 
communications facilities should remain in Canadian hands. There 
are already instances of foreign ownership and potential foreign control 
extending markedly into the field of Canadian communications facili- 
ties, particularly in the community-antenna television systems. 

Within Canada, ownership or control of one medium of communica- 
tion by another is equally a matter of concern if it tends to develop 
into a monopoly. There is a growing number of cases where either 
ownership or control extends to both the local newspapers and the 
local radio or television facilities. The Board of Broadcast Governors 
will be required to investigate and report on public complaints or 
representations about situations of this kind. 

Parliament will be asked to authorize the Government to give 
guidance to the Board of Broadcast Governors aimed at preventing 
foreign control of broadcasting facilities, the domination of a local 
situation through multiple ownership, or the extension of ownership 
geographically in a manner that is not in the public interest. 


9. Educational Broadcasting 


A tremendous expansion in the use of television for educational 
purposes is to be expected in the next few years, and the operation 
of educational broadcasting stations or systems involves both federal 
and provincial responsibilities. The policy that has been followed for 
the past twenty years is that broadcasting licences should not be 
granted to other governments or to agencies under their direct control. 
The only exceptions have been some radio licences issued to educational 
institutions specifically for educational broadcasting. Provincial applica- 
tions for licences for private television stations to be operated in 
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connection with the educational system of the province are now being 
received, and more are to be expected in the near future. 

Federal policies in the field of communications must not work 
to impede but must facilitate the proper discharge of provincial 
responsibilities for education. For this purpose, it will be necessary 
to work directly with the provinces to study the technical facilities 
required, and to plan and carry out the installation of educational 
broadcasting facilities throughout Canada. 

The Government is prepared to give immediate consideration to the 
creation of a new federal organization licensed to operate public service 
broadcasting facilities. This organization would be empowered to enter 
into an agreement with any province to make such facilities available 
for the broadcasting within the province, during appropriate periods 
of the day, of programs designed to meet the needs of the provincial 
educational system as determined by the responsible provincial authori- 
ties. As a component of the Canadian broadcasting system, the new 
organization would be subject to the authority of the Board of Broadcast 
Governors in respect of the licensing of stations, the hours of broad- 
casting, the interpretation of its purposes, and generally the regulatory 
power of the Board in all matters affecting general broadcasting policy 
in Canada. Details of this arrangement will be developed after ample 
opportunity has been given for full discussion with all concerned. 


It is the view of the Government that, since the imminent availability 
of ultra-high-frequency channels and facilities will be quite adequate 
for the needs of education, there is no need at this time to proceed 
with the recommendation of the Advisory Committee that the very- 
high-frequency channels now in use should be pre-empted for educa- 
tional purposes in the forenoon. 


10. Community-Antenna Television Systems 


The new legislation will provide that community-antenna television 
systems shall be treated as components of the national broadcasting 
system, subject to licensing, regulation and control by the Board of 
Broadcast Governors. 

The Board will be empowered to examine, at public hearings or 
otherwise, all applications for new licences or the renewal of existing 
licences for such systems. Among the matters subject to regulation or 
incorporated in the conditions of a licence will be the inclusion of 
Canadian channels, the preservation of the integrity of the programs 
received and carried by the systems, the formation of networks, an 
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adequate degree of Canadian control of corporate licensees, and—as 
already noted—questions of multiple ownership or control. 

Study is being given to special problems of jurisdiction involved in 
the regulation of closed-circuit television operations and the reception 
of transmissions from antennae in the United States fed through a 
coaxial cable or microwave system to Canadian communities for local 
aistribution over cable networks. 


11. Penalties and Appeal Procedures 


The Board of Broadcast Governors will be empowered to inflict 
monetary penalties for breaches of regulations or failure to comply 
with the conditions of a licence; in the latter case there will also be 
power to suspend or revoke a licence. The legislation will also provide 
for appeals to the courts, on questions of law but not of fact, against any 
decisions of the Board. 
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THE CANADIAN BROADCASTING CORPORATION 


12. The National Broadcasting Service 


The new legislation will establish that the Canadian Broadcasting 
Corporation, as the public component of the national broadcasting 
system, will be subject to regulation and control by the Board of 
Broadcast Governors, and that the standards of quality and the nature 
of the service provided will be a condition of the licences granted to the 
Corporation. Since monetary penalties would be ineffectual and the 
suspension of a licence impractical, the Corporation will necessarily 
be required to comply with specific directions by the Board in cases 
of breach of regulations or failure to comply with the conditions of a 
licence. 


13. The Mandate of the Corporation 


Under the present Broadcasting Act, responsibility is assigned to 
the Canadian Broadcasting Corporation for the operation of a national 
broadcasting service. The interpretation of this phrase has been left 
largely to the Corporation itself, and it has fulfilled its prime respon- 
sibility to provide broadcasting services to the Canadian people as a 
whole in a manner that is altogether praiseworthy. 

The new legislation will confirm the objectives developed by the 
Corporation, which are to provide a complete and balanced service of 
information, enlightenment and entertainment for people of different 
ages, interests and tastes, including a high content of regional, national 
and international news, factual and interpretative reports, and programs 
devoted to all aspects of the arts, light entertainment, and sport. It 
should seek to use and develop Canadian artistic and cultural resources 
and talent, wherever situated, to the maximum extent consistent with 
high standards of program quality. It should serve the two official- 
language groups and the special needs of geographical regions, and it 
should actively contribute to the flow and exchange of information, 
entertainment and understanding between cultures and between regions. 
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14. The Board of Directors 


The field of management and operational policy in the Canadian 
Broadcasting Corporation is so large that the Government is convinced 
this responsibility should not be entrusted to a panel of members of the 
Board of Broadcast Governors, as recommended by the Advisory Com- 
mittee. This is true even though, under the new legislation, some broad 
areas of broadcasting policy which may now be within the competence 
of the Board of Directors of the Corporation will henceforth be subject 
to regulation by the Board of Broadcast Governors. There seems to be 
no doubt that the Corporation will benefit from the advice and judgment 
of outstanding Canadians chosen mainly but not exclusively for their 
knowledge and experience of management matters. 


It is accordingly proposed that the Board of Directors of the Corpo- 
ration shall comprise a President and a sufficient number of other 
directors to provide adequate representation, all to be appointed by 
the Governor in Council. The President, who will be the chairman of 
the Board, will be appointed for a term of seven years, the other 
directors for five years, with suitable provision for the overlapping of 
initial terms. Subject to the approval of the Governor in Council, the 
Board of Directors will appoint a chief executive officer, who will be 
responsible to the Board for all the operations of the Corporation. 


15. Financial Provision 


The Government accepts the recommendation of the Advisory 
Committee that the Corporation should be financed by means of a 
statutory five-year grant based on a formula related to television house- 
holds, with a suitable borrowing authority for capital requirements. 
The details of the actual amounts, which will require the exercise of a 
tight financial discipline by the Directors of the Corporation but will 
be adequate for reasonable requirements, will be submitted to Parlia- 
ment by the Minister of Finance later in the year when financial 
requirements of all kinds for the next and ensuing fiscal years are under 
consideration. 


16. Commercial Activities 


The size of the statutory grant to the Corporation must necessarily 
take into account an estimate of revenue from advertising and other 
sources. The Government has given the most careful consideration to 
the question of commercial activities, and has concluded that the 
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recommendations of the Advisory Committee on Broadcasting should 
be implemented. It is important both to the Corporation and to private 
broadcasters that definite limits be set to the amount of revenue to be 
derived from its commercial activities. The Corporation should not, 
seek to increase its present volume of commercial programming. 
Parliament will accordingly be asked to make financial provision 
for the Corporation on the basis that, while improving its programming, 
it should seek to retain but not to increase its present 25% share of the 
television advertising market and 4% share of the corresponding radio 
market. It is hoped that, with improvements in sales techniques and 
growing opportunities for sales of programs abroad, this policy will 
enable the Corporation to provide a quality and diversity of pro- 
gramming that will not be unduly dependent on commercial resources. 


17. Headquarters and Consolidation Plans 


The Government considers that the headquarters of the Corporation 
should remain in Ottawa, but that the headquarters staff should be of 
the minimum size compatible with the effective general direction of the 
Corporation. So far as possible, operational and ancillary activities, 
particularly the control of programming, should be removed to the 
main production centres, where suitable adjustments to consolidation 
plans should be made as a matter of urgency. 

Approval has already been given for the start of construction for 
the consolidation of Montreal operations, but until the peak of construc- 
tion for Expo ’67 has been passed expenditures are to be incurred only 
at a minimal pace; this will give the Corporation a final opportunity 
to review its plans in detail. Decisions about consolidation in other 
production centres must await further discussion with the Corporation 
and detailed consideration of proposed plans. 

The recent difficulties in the relationship of management to production 
staff forcefully underline the necessity for significant improvements 
in internal communications. The Government therefore expects that 
action to effect the necessary organizational changes will be given high 
priority by the Corporation. 


18. Colour Television 


The Government has reviewed and confirmed its decision that the 
introduction of colour television, while necessary, must take a lower 
priority than other improvements in the public broadcasting service. 
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The Corporation will therefore be required to limit its expenditures on 
conversion to colour through the fiscal year 1969-70 to plans already 
announced. 


19. The Northern Service and Armed Forces Service 


For Canadians living and serving in the north and other remote parts 
of the country, and for Canadian servicemen overseas, broadcasting 
service is of inestimable importance. Radio and, increasingly in the 
future, television provide vital links with the more populous parts of 
Canada by affording an immediacy of communication that is essential 
to the preservation of a sense of Canadian unity. The Government 
therefore attaches high importance to the improvement of the present 
facilities for shortwave transmissions, which are far from adequate. 


Parliament will accordingly be asked to provide funds so that the 
improvements in facilities and programming recommended by the 
Advisory Committee can be effected as quickly as possible. The present 
arrangements under which the Department of National Defence bears 
the main cost of the Armed Forces Service will be continued. 


20. The International Service 


The Government is convinced of the importance and value of the 
International Service, and is generally prepared to accept the recom- 
mendations of the Advisory Committee with regard to the necessary 
renewal of the physical plant and the extension and improvement of 
programming. The integration of the Service with the Corporation, 
which should be undertaken forthwith, will facilitate a rationalization of 
activities and operations abroad. Programming policy will be determined 
under the guidance of the Department of External Affairs. The cost 
of operating the International Service will continue to be met by a special 
Vote, and Parliament will be asked to provide for the early installation 
of new transmitting equipment, as well as for the programming improve- 
ments and extensions recommended by the Advisory Committee. 
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IV 


CONCLUSION 


21. The Future of Canadian Broadcasting 


The new legislation that Parliament will be asked to enact will, the 
Government believes, have many beneficial effects. The responsibilities 
and authority of the Board of Broadcast Governors will be unequivocally 
established, in relation both to the private broadcasters and to the 
Canadian Broadcasting Corporation. Both sectors will be fully aware 
of what is expected of them, and will thus be able to plan confidently 
for the future. If their plans are soundly conceived and executed, as the 
Government is confident they will be, the Canadian public will continue 
to enjoy broadcasting services envied by the rest of the world. 

In a policy statement such as this, much of the content is necessarily 
devoted to the details of the Canadian broadcasting system, and it is 
therefore necessary to recall the national objectives set out in the 
opening statement. There is no area of human endeavour that is more 
affected by the present pace of technological change than the means 
by which people communicate with each other through electronic 
devices. The Canadian system must be adaptable to change. It must 
have a ready capacity to adjust to new forces so that it may contribute 
powerfully in the future, as it has in the past, to the essential goal 
of Canadian unity. 
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